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Abstract 
The aim of this paper is to analyze the activities of field level bureaucrats to describe how 
they act to overcome barriers that affect policy implementation. While most polices rely 
on field level bureaucrats for their implementation, there is still a lack of empirical studies 
that provide an adequate understanding of how field bureaucrats can overcome the 
barriers, delays, and disincentives associated with implementing policies. For this reason 
the author decided to examine how field level bureaucrats are influenced by barriers and 
how the influences from the barriers affects their work – policy implementation. The 
research was conducted using a case study model, as such two policies – processed food 
regulatory policy and herbal medicine and related product advertisement regulatory 
policy of the National Agency for Food and Drug Administration and Control was 
studied. Both primary and secondary data were sourced for the research.. The researcher 
recommends that attention should be given to the behavior of field bureaucrats on duties, 
in such a way as to ensure that the behavior they depict are those that will not compromise 
the policy in their care, so as to ensure more positive outcomes. 
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1.0 INTRODUCTION 
          
Over the years, various governments in Nigeria have tried in one form or the other to 
make provisions for the safety and wholesomeness of the nation’s food supply. As far 
back as 1971 to date, several legislative provisions have been enacted in different statutes. 
These include: (a) Public Health Laws (1917) now known as Public Health Ordinance 
Cap 165 of 1958; (b) The Food and Drugs Decree, No.35 of 1974; (c) The Standards 
Organization of Nigeria Decree No.56 of 1971; (d) The Animal Disease Control Decree 
No. 10 of 1988; (e) The Marketing of Breast Milk Substitute Decree No.41 of 1990; and 
(f) The National Agency for Food and Drugs Administration and Control (NAFDAC) 
Decree No.15 of 1993 which this study will focus on.  Amongst other important functions, 
it should be noted that the Federal Ministry of Health is responsible for the formulation 
of national policies, guidelines and regulations on food hygiene and safety, as well as the 
monitoring of implementation. It is also responsible for nutritive value of food, food 
hygiene and safety, environmental sanitation, prevention and monitoring of food 
environments and handlers, control of food-borne disease, the quality of public water 
from taps, as well as national and international matters relating to food (Yetunde, 2017). 
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According to Mojisola (2018), NAFDAC is presently responsible for the control of 
imported and locally processed foods and bottled water at Federal and State levels. The 
Local Government Authority is responsible for street food-vending, Bukaterias, catering 
establishments, and traditional markets. Also, the Standard Organization of Nigeria 
(SON) is responsible for formulation and enforcement of set standards on the composition 
of imported and locally manufactured food. The Ministry of Agriculture is responsible 
for good agricultural practices and monitoring of new agricultural technologies.   
The National Food Hygiene and Safety Policy is an integral part of the Nigerian Health 
Policy and the Abuja Health Declaration, which are both based on achieving health for 
all Nigerians by the year 2010. A constant and adequate supply of safe, nutritious and 
wholesome food to the population is a major component of a Nations’ health and well 
being of their population is maintained at international accepted standards. A good 
National Food Hygiene and Safety Policy will improve the wholesomeness of available 
food, create better nutritional awareness, improve health status, and improve food trade 
and economic development.  Food is a very vital and basic necessity of life. This is why 
since early times, man has continued to evolve ways of safeguarding and maintaining a 
steady supply of wholesome and nutritious food.  Food is not only a biological need, but 
has also become an economic and political weapon in all countries of the world 
(NAFDAC, 2018). It is constantly a potential source of family break-ups and socio-
political problems in communities and nations. An effective National Food Hygiene and 
Safety Policy will assure that food supplied to the consumer is adequate, nutritious, and 
wholesome and of adequate quality and quantity as demanded by the consumer and it is 
also not injurious to the consumers’ health (Olumide, 2016).   
It is common knowledge that the custom of eating out which was once limited to special 
occasions, has become embedded in our culture because of the state of economy and 
urban pressure like metropolitan growth, distance from home to work or school and long 
hours of employment of women outside the home. This now contributes to the great 
number of commercial food establishments, proliferation of mass eating places and 
increased presence of uncontrolled street food vendors in our cities and villages, so that 
at least in a day, a meal is consumed away from home. Furthermore, hotels, hospitals, 
industry and school establishments also routinely provide meals for their customers, 
employees and students. The attendant errors resulting from these are lack of proper 
safety and sanitation in food management. The World Health Organization (WHO) 
reports indicate the illness due to contaminated food is perhaps the most widespread 
health problem in the contemporary world and an important cause that has reduced socio-
economic productivity (WHO, 2017). About two decade ago, at least 500 million people 
on earth, majority of them children, suffer from malnutrition and hunger. These people 
were largely found in those parts of the world where the food they had, were mostly 
susceptible to contamination by agents of diseases.   
According to Adams (2003), developing countries experience the challenges of 
widespread poverty, rapidly growing population and large scale migration to already 
overcrowded cities leading to poor sanitary conditions. He further indicates that about 
2.6billion people in developing countries lack even a simple pit latrine, and about 
1.1billion have no access to portable water. Adams (2003) therefore concludes that food 
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safety is a big challenge due to lack of facilities for hygienic preparation and storage of 
food. Nigeria, like other countries is not exempted from the burden of food-borne 
diseases. According to Abegaz (2007), up to 70% of all diarrheal episodes are attributed 
to ingestion of contaminated food and water. This study views training intervention of 
food handling personnel as a solution not only in Nigeria but also in Africa and other 
developing countries struggling with food safety challenges. 
 
1.1 The National Agency for Food and Drugs Administration and Control 
(NAFDAC)   
 
The National Agency for Food and Drug Administration and Control (NAFDAC) Act 
Cap N1 LFN 2002 to regulate and control the importation, exportation, manufacture, 
advertisement, distribution, sale and use of food, drug, cosmetics, medical devices, 
packaged water, detergent and chemicals (referred to as regulated products) so as to 
ensure efficacy, safety and quality. The enabling law statutorily provided for the 
establishment of six Directorates: Administration and Finance, Planning, Research and 
Statistics, Registration and Regulatory Affairs, Inspectorate, Laboratory Services and 
Narcotics and Control Substances (NCS) but also makes provision for any such other 
Directorates as may be deem necessary. In that regard, the Enforcement Directorate was 
created and the Inspectorate Directorate was split into two namely, Establishments 
Inspection Directorate and Ports Inspection Directorate. Therefore, NAFDAC has a total 
of eight (8) Directorates presently.  
A product is registered if it complies with all the SPS requirements and it is given a 
NAFDAC Registration Number. The product registration is renewed every 5yrs for full 
registration and 2years for listing.  All products both domestic and imported products go 
through the Registration process. The Product Registration Instrument of the Agency 
assures product safety and quality in addition to protecting the consumers from false and 
misleading labeling or advertisement claims.   
The National Policy on Food Safety and Hygiene (2000) and National Policy on Food 
and Nutrition (2001) clearly state the roles of the Agency in assuring safe food.  At the 
states and local government areas level, food safety issues are handled by the states’ 
Ministries of Health which are Environmental Health Officers and Laboratory Officers. 
The current Director-General of NAFDAC is Dr. Christianah Adeyeye. 
2.0 THE CONCEPT OF FOOD HYGIENE AND SAFETY 
 
Food hygiene and safety is defined as a sanitary science which aims at producing food 
that has good keeping quality, is safe to consumer, and free from micro-organisms (Hobbs 
and Robert, 1993; Becker, 2003). Food hygiene and safety entails the provision of food 
for consumption with minimal risk of contracting food poisoning. This has to be achieved 
by exercising good hygiene practices during production, preparation, storage and service. 
It also includes sanitary washing of dishes, work surfaces, proper waste disposal methods 
and maintaining an environment that was free from pest infestation. McSwane (2000) 
adds that food hygiene is also concerned with cleanliness of the premise, vehicles used 
for transporting food, and proper separation of raw from cooked foods. Food safety 
encompasses all conditions and measures necessary for the safety of food and the 
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prevention of potential causes of food poisoning. The cardinal aim of cooking food is to 
make it easy to eat and digestible, to kill microorganisms and to make it palatable. 
Besides, food that is well cooked is inclined towards setting standards for the 
establishment and ensuring a repeat of business.  
 
 
















As indicated in the figure above, food is mainly likely to be contaminated by flies, 
cockroaches and other insects, animals such as dogs, cats and human beings through 
cross-contamination, especially if environmental hygiene was compromised. Poor 
transportation of fruits and vegetables in inappropriate containers which are not kept clean 
can also lead to contamination. Additionally, storage of proteins in temperature danger 
zone is also considered as a major risk to contamination.  Food contacts surfaces such as 
work-tables including equipment and tools used. Apart from personal and environmental 
hygiene, food hygiene plays an important role in the reduction of contamination and 
subsequently mitigating infection. It is therefore advised that food has to be kept clean at 
all times from the farm where the fertilizers used are expected to be free from pollution. 
Water used for irrigation is to be obtained from reliable sources. WHO (2001) 
recommends that food be kept safe by preparing it just before eating time, and by serving 
hot food piping hot and cold food chilled.  
WHO (2001) further recommends that vegetables and fruits have to be washed thoroughly 
before eating and cooking especially for the salads. In addition, covering foods will 
Source: Field Work, 2020 
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prevent it from flies and other insects. It is further advised that surfaces, equipment and 
utensils needs to be maintained clean and sanitized to reduce the microorganisms. At a 
briefing to mark the World Food Safety Day 2020, the National Agency for Food and 
Drug Administration and Control (NAFDAC) decried poor handling of foods in Nigeria 
by producers and sellers, saying the populace and consumers are being exposed unduly 
to health risks from contaminants. At a briefing to mark the day in Lagos with the theme 
“Food Safety, Everyone’s Business,” the Director-General of NAFDAC, Dr. Christianah 
Adeyeye also disclosed that the World Health Organization (WHO’s) report shows that 
an estimated 600million cases of food-borne diseases occur annually while children under 
age five carry 40 percent of the burden of the disease with 125,000 deaths every year. 
2.2 Regulatory Framework on Food Hygiene and Safety in Nigeria  
 
The food industry in Nigeria has been transformed to a regulated industry.53 Nigeria 
currently operates a multiple agency Food Safety Control System which is mostly 
sectorial. Enactment and implementation of food safety legislations are also fragmented 
between the three tiers of government: federal, state and local government area councils. 
At the federal level are the Federal Government Ministries of Health, Environment, 
Agriculture, Science and Technology, as well as Trade and Investment; with their 
Agencies – including the National Agency for Food Drug Administration and Control 
(NAFDAC); Standards Organization of Nigeria (SON); Consumer Protection Council; 
Nigeria Customs Service; National Biotechnology Development Agency (NABDA); 
Nigerian Institute of Food Science and Technology (NIFST); National Agricultural Seeds 
Council; and the National Biosafety Management Agency.  
 
The Federal Ministry of Environment has a role to play in the control of environmental 
food contaminants, persistent organic pollutants, environmental pollution, waste disposal, 
etc. The Federal Ministry of Trade and Investment is the notification authority on World 
Trade Organization (WTO) Sanitary and Phytosanitary rules in Nigeria and, therefore, 
has a role to play in international trade in safe food. The Federal Ministry of Health, with 
its agency NAFDAC, has a significant role in the food safety regime. The states have the 
State Ministries of Health and Agriculture as well Local Government Departments of 
Health and Agriculture at the local government level. The Local Government Areas are 
usually responsible for street-vended foods, bukaterias, catering establishments, local 
abattoirs and traditional markets. The role of the private sector in effectively regulating 
and ensuring food safety must also be recognized. International Development Partners 
and Non-Governmental Organizations (NGOs) play a key role in training and capacity 
building. Universities and Research Institutes help shed light on the issues by conducting 
researches and producing policy briefs on food safety and providing scientific basis for 
policy development and programme design. Professional bodies and associations as well 
consumer associations equally engage in industry guidelines, workshops as well as in 
self-regulatory regimes. Several legislative provisions have been enacted in response to 
food safety challenges. 
 
Some researchers have carried out researches that provide conclusions that support the 
idea that policy barriers are policy-centred. The public policy (decision) identifies the 
problem(s) to be addressed, stipulates the objective(s) to be pursued and, in a variety of 
ways, structure the implementation process. In this sense, implementation is seen as the 
process between the enactment of policy and its ultimate impact on the society (Sabatier 
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and Mazmanian, 1980:551). Therefore, one could rationalize that faults in the 
implementation of any policy will only emerge due to the existing faults in the policy 
document.  
 
Olaoye (2013:85) presents this type of argument. In his study of agricultural policies in 
Nigeria, he notes that failures to the policies emanated from incompatibility of the policies 
with the political system, technology gaps, globalizations and lack of feed-backs among 
others. In his argument, he pointed out that in formulating the policies (agricultural 
policies in Nigeria) consideration was not given to the possibility of these factors to 
influence the policy outcome. This major deficiency he argues, relates to why the 
agricultural policies has not been so successfully implemented. However, in contrast, 
Sule, Alinno, and Ikwegbe, (2013:32) in their work emphasized that public policy 
implementation is not due to lack of effective policies but that of lack of political will, 
corruption and misdirected priority.  
  
This argument holds that policies are policies and that any policy created, has been so 
created to achieve an objective or some set of objectives. What will prevent such policies 
from been implemented is the desire held by the political officials towards that policy. 
Public policies tend to be implemented when political bosses considers such policies to 
be important (Smith, Richards, Geddes, and Mathers, 2010:986).   
 
However, policies, particularly in developing nations, still face implementation problems 
even when they are considered important by the political bosses. These barriers come 
from the conditions prevalent in the political system itself. Dean (1972) in his study of 
plan (policy) implementation notes that the political system contributes the main barriers. 
His explanation points out that inadequate executive capacity and economic performance 
are the variables within the political system that hampers plan implementation. Also, Yaro 
(1991:79) who studied plan implementation at state government level in Nigeria adds that 
political manipulation and official interference, over-dependence on external funds (from 
the Federal Government), which are weaknesses in the political system occasioned the 
failure of plans at state level governance.  
 
Policies are meant to solve societal problems. While a societal problem may not be said 
to have been completely solved, policies made to address them must continue to exist 
(although should be reviewed and modified over time). The continued implementation of 
a policy requires a political system that supports it and an administrative system that 
constantly innovate itself to meet changing demands to implementing the policy 
(Omololu & Olayide, 2004:45; Smith et al, 2010:65). The work of Paki and Ebienfa 
(2011:54) shows that lack of political will, poor implementation design, conception and 
discipline; lack of resources, poor program leadership and management, and corruption 
as the paradox surrounding policy implementation in Nigeria. Makinde studied the Better 
Life Programme and the Family Support programme (2005). It was found that 
”implementation gap” is caused by corruption, lack of continuity of such policies, 
inadequate human and material resources as the factors responsible for limiting 
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2.3 Barriers from Policy Actors and the Implementation Context  
 
Studies in the field of policy implementation have touched on issues that locate barriers 
emanating from policy implementing actors and the context of the implementation itself. 
These studies consider individual implementers as the central focus of analysis (Lewis 
and Flynn, 1979:139). Further, implementers operate not under any hierarchical 
organization structure but within “implementation structure.” This structure comprises 
both officials and private actors who interact within a Policy field (Wali, 2010:261). 
Investigation by Spratt (2009:61) identified low motivation as a barrier to policy 
implementation. He explains that the low motivation stems from the implementing 
organization’s inability to provide the necessary factors that would effectively motivate 
the policy implementing actors to effectively carry out their duties. 
 Aminu, Tella, and Mbaya, (2012:56) observed that the problem of policy implementation 
is directly masterminded by bureaucrats. Further, they pointed out that the system works 
to ensure policies are not implemented; notable as such policies do not fall within their 
line of interest or does not involve their inputs. The striking factor here is the notion that 
a policy will not be implemented if such a policy is not of interest to those who are to 
implement it. Since the policy implementers are in control of the mechanism for 
implementation, it becomes easy for them to tout the system.  
 
2.4 Other Barriers to Policy Implementation  
 
In this category of research works we find conclusions that situate barriers to policy 
implementation outside the context of political factors and from the implementing actors. 
These researches expose other variables that are responsible for policy implementation 
barriers. One of such researches suggests that barriers to policy implementation are 
product of the end users. Stephenson and Hennink (2005:16) studied service user and 
barriers faced by users. Their study reveals that the existing economic, administrative and 
cognitive barriers to service use were largely influenced by individual and household 
socio-economic factors on one hand, whilst psychological and physical access barriers 
are closely associated with indicators of female autonomy. Enang and Ushie (2012:12) 
added that policies fail during implementation, when such policies do not take into 
consideration the “cultural pluralism” of a society (Nigeria), but did not give empirical 
evidence to show this.  
 
2.5 Barriers Encountered by Field Bureaucrats  
 
Apart from the four major barriers that we used in the quantitative phase of this study, we 
were interested in finding out what other barriers field level bureaucrats face when 
carrying out their jobs. Therefore, we asked participants to identify the kinds of barriers 
they encounter when carrying out their duties, which barrier they feel provides the most 
influence on their work, and what they do to overcome the barriers they face. Generally, 
a number of barriers was mentioned. Frequent among them are time pressure, 
administrative bottle necks, uncooperative clients, lack of knowledge by some clients, 
locating the address of some clients, inability of some clients to meet mandated 
requirements, and inadequate information from the public.  
The type of barrier mentioned was rather based on the type of job done in the 
implementation process, and not necessarily on the length of time spent on the 
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job.Importantly, some of these barriers mentioned featured across board, such as time 
pressure, information inadequacy, and administrative bottle necks.  
Specifically, barriers such as, uncooperative clients, and lack of knowledge of the 
guidelines by some clients, were significantly experienced by those who engage in 
carrying out facility inspections and who conduct product testing. Two such examples of 
respondents opinions related to this are, “A particular challenge at work is when I have 
to deal with clients who do not have knowledge of what is expected of them,” and, “There 
are sometimes you meet with clients that are impossible to deal with. Sometimes, it would 
just spoil your whole day.”  
 
2.6 Overcoming the Barriers  
  
Irrespective of the barriers mentioned above, the participants in this research are still able 
to carry out their respective jobs. Participants were asked what they do to overcome the 
barriers they face in their daily work activities. This question basically, linked the barriers 
faced by field bureaucrats with the role they play in policy implementation.  
 
Significantly, what they do centre on “referring cases to their immediate bosses”, “doing 
whatever we can within the limited time” and “helping out clients.” Those who are 
younger on the job (0 – 10 year) noted that referring cases which they feel they cannot 
handle is what they mostly do. For those who have spent more years on the job, doing 
what they can within the limited time available, which include helping clients, is what 
they rely on in completing task in the face of daunting challenges. Three examples of 
opinions shared by our respondents includes firstly, “We cannot stop work because there 
are barriers. We just do what we can.” Secondly, “Most times we just help clients out. 
Nothing is perfect. We do the best we can.” And lastly, “We rush the procedure most of 
the time. If we have to wait nothing will be done. Although a little more time will ensure 
a proper work.”  
 
3.0 FINDINGS  
Exercising considerable flexibility is the preferred choice of behaviour by field level 
bureaucrats who are faced with barriers while implementing public policies. This result 
is consistent with barriers such as time pressure and information gap, but less significant 
with barriers such as bureaucratic procedures and low motivation. This role of flexibility 
or of being flexible means that field level bureaucrats in light of being faced with barriers 
develop simplification mechanisms which allows them to complete their task easily. From 
a theoretical standpoint, this behaviour hampers the proper implementation of the policy 
concerned, however we could not make any observation to this fact in both polices which 
we studied, not necessary because they may not exist, but largely because of 
unavailability of data. However, with the observation of the behaviour of exercising 
flexibility, we can assume that the policies are not implemented in the way as to 







The International Seminar on Regional Politics, Administration and Development 2020 
(INSORPAD2020), STISIPOL Raja Haji, Riau, INDONESIA, 14-15 October 2020 
 
291  
4.0      SUMMARY  
This study was set out to further our understanding of how field level bureaucrats, in 
carrying out their roles, can act to overcome barriers faced by them, during policy 
implementation, and. The study has also sought to know what field bureaucrats do in 
order to overcome the barriers they face in their day to day working activities. The 
benefits of this study are twofold. Firstly, policy executives (those at the top cadre of the 
public service) can use this information when they develop strategies or plan for policy 
implementation. Information that show how field bureaucrats respond to the barriers they 
face and how such responses can affect the success of a policy is very vital for the success 
of further and present policies. Secondly, the field bureaucrats themselves can understand 
how the decisions they make in response to existing barriers can affect the objectives of 
the policy they are implementing, hence they can therefore choose the most suitable 
behaviour to address barriers and improve policy outcome.  
 
 5.0 CONCLUSION  
 
This study was able to identify what can be considered as the natural behaviour that field 
level bureaucrats adopt when faced with various kinds of barriers when implementing a 
policy, and has been able to establish that one thing is not true: that information gap 
provides the most influence as a barrier on field bureaucrats in respect to policy 
implementation. What is true, therefore, is that time constraints provides the most 
influence as a barrier.  
 
The behaviour which we thus consider as a natural response of field bureaucrats to barrier, 
arise in the fact that, the findings is consistent with theoretical postulations made by 
Lipsky (1980) and other empirical research findings, among which were carried out by 
Brodkin (1997:28), Meyers and Vorsanger (2003), both in America, and Winter (2002) 
in Denmark. With this study providing the same result, we can conclude that the result 
can be generalized, therefore implying that, field level bureaucrats wherever they are ones 
faced with barriers are more likely to adopt coping mechanisms (being flexible) by 
simplifying the implementation procedures of a policy which may hamper the overall 
policy achievements. What re-enforces this behaviour on the part of the field bureaucrats, 
is the idea they have that developing such coping mechanism or being flexible with 
procedures, is the ideal method in which they can use to overcome the barriers and provide 
some level of implementation, successful or skewed. 
 
 
6.0     RECOMMENDATIONS  
 
Following the conclusion made, from the finding of the study, we make the following 
recommendations:  
 
1. Attention should be paid to the behaviour of field bureaucrats on duties, in such a way 
as to ensure that the behaviour they depict are those that will not compromise the policy 
in their care, so as to ensure more positive outcomes. This may be done by paying more 
attention to organizational structure at the lower hierarchical level where field bureaucrats 
operate; strengthening the structure to ensure more productive behaviour.  
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2. Policy executives can adopt a workable time management system that would ensure 
that field bureaucrats are not constrained as a result of time, which will help them manage 
other barriers that challenges them. 
3. Also, further research can be carried out to identify more, specific, coping behaviours 
that field bureaucrats develop, in a range of diverse context of field level bureaucracy. 
For example, of teachers, doctors, police officers etc. Such researches can produce result 
than can help us determine if field bureaucrats adopt the same coping behaviours and if 
not what differences exist. And further, if the impact on policy are similar or different.     
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